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Foreword

Local Government New Zealand is pleased to be able to jointly publish, 

with Manukau City Council, this think-piece on community development. 

As the national association of local authorities, our mandate includes 

promoting good practice and assisting councils to critically review the 

effectiveness of their services.

Community development is a fundamental part of local government’s 

role in building strong and resilient communities. Consciously or not, all 

councils are involved in some way or other. Without strong communities 

councils are unlikely to be effective in their desire to promote well-being 

and achieve community outcomes. 

As this paper shows, communities with strong networks and high levels 

of trust between citizens, and between our diverse groups of citizens, 

tend to be safer, richer and healthier. Almost everything councils do, 

contributes in some way.

Dr Hucker’s paper is intended to bring community development ‘out 

of the cold’ and show how it relates to some of the major intellectual 

currents of the day. We hope readers find it stimulating and thought-

provoking. It is essential reading for anyone interested in the challenge 

of building strong communities. This is a think-piece and as such, is not 

a statement of Local Government New Zealand policy but it may be 

used to inform future policy positions on community development.

Eugene Bowen 

Chief Executive 

Local Government New Zealand
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Preface

This is a study of community development as one of the pathways to a 

sustainable future. It is reinforced by my own philosophy, values, cross-

disciplinary background and community and political experience.

As a professional ethicist my views are compatible with Christian 

realism, which is part of the Reformed tradition. My sociology is largely 

Weberian, my economics generally neo-Keynesian. Politically I am a 

moderate social democrat, with strong environmental leanings and 

some conservative overlays.

My understanding has been influenced by my work as a Presbyterian 

minister in Mäori and different Pacific Island communities. My political 

career in local government has always involved bicultural, multicultural, 

and religiously pluralistic commitments.

My reasons for telling you these things are so that you can take them 

into account as you assess and respond to this report. It simply enables 

you to know where I am coming from.

Thanks are due to Ian Maxwell and the Manukau City Council for 

commissioning this work, to Judy for her support, and to Tam White for 

her valuable assistance.

Bruce Hucker 

March 2008
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Executive summary

There are two underlying purposes in this study. 

The first is to construct a more comprehensive intellectual framework 

incorporating social, economic and political insights in order to shape, 

enrich and evaluate community development strategies. It also contains 

an additional focus on how to achieve a better integration of diversity in 

a city that is bicultural, multicultural and religiously pluralistic.

While the study contains a range of insights about how strategies  

might be implemented, its primary emphasis is on frameworks. It  

is conceptual, based on ideas, rather than empirical, based on  

detailed observation. 

The second purpose is different. It concentrates on how to create 

community development projects that go beyond ‘business as usual’, 

are innovative and are cost effective. The Manukau City Council has 

always placed a strong emphasis on community development and 

people. The question is how to build on this strong track record and 

revitalise it in new ways.

1. 	Introduction: The contest of political ideas

Manukau City is part of a world marked by uncertainty, complexity, 

diversity and change. The same features are discernible in the realm of 

political ideas, political values, and the moral philosophies embedded  

in them.

How can a vision of a humane society become an engine for a humane 

politics? How can it link with explicitly political values that help shape 

the responsible use of power and that contribute to the bringing to birth 

of the good society?

Drawing extensively on the work of Anthony Giddens, a picture is 

painted of the impact on political ideas of the collapse of the Soviet 

Union, and how Marxist and socialist approaches lost credibility as  

a result.

In the world of political ideas the primary contestants are now social 

democracy and neo-liberalism. While green philosophies and a 

compassionate conservatism are becoming more influential, in terms 

of combined intellectual influence and institutional power it is more a 

two-horse race.

The renewal of social democracy is important. That is set against a 

backdrop of globalisation, increasing individualism, new distinctions 

between left and right, new forms of democratic governance, and 

sustainability and sustainable development. These are the issues that 

Giddens identifies. 

What is the relevance of this to the Manukau City Council?:

local government is affected by the discussion of political ideas •	

and values, and they contribute to the charting of broader  

political directions

its history of policy development has been generally social •	

democratic, rather than predominantly conservative or neo-liberal
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the city itself is not an island, and the life of its people is  •	

shaped by forces, issues and policies generated from beyond  

its boundaries

there are conflicting views about the nature of communities and •	

the appropriate role of the public sector in social democracy and 

neo-liberalism. 

The scene has been set to explore how the council as a unit of 

government can have an enabling role in the creation of flourishing 

communities, working with people rather than simply for them.

But how does this link up with legislation like the Local Government Act 

2002? What are its implications?

2.	 Local Government Act 2002 and its implications

The Local Government Act 2002 has begun to transform local and 

regional governance in New Zealand. Four of the key features of the 

legislation are:

a)		  a power of general competence 

b)		  a pronounced emphasis on local democracy and  

public participation

c)		  a focus on sustainable development and the four community 

well-beings – social, economic, environmental and cultural (with 

intergenerational responsibilities)

d)		  a new 10-year plan, the Long Term Council Community  

Plan (LTCCP).

The combination and cumulative impact of these features have 

significant potential for real changes in local government roles  

and practices.

Implications of the Act

First, the Act has created a new focus for local and regional governance. 

It has defined a new primary purpose. To implement it entails 

recognition that a council cannot and should not do everything. It 

mandates a local authority to work collaboratively with and not simply 

for its communities.

Secondly, the Local Government Act provides new possibilities for local 

and regional councils to work in partnership with other institutions.

Thirdly, the Act heralds a possible change in the division of labour 

between central and local government. The injunction to play a broad 

role in the promotion of the four community well-beings, taking a 

sustainable development approach extends the functions of local 

authorities significantly.

Integral to the achievement of the four well-beings are their links 

with health, education and welfare. This does not mean that local 

government will have primary responsibility for these areas, or that it 

will be the major or even a significant funder. But it does indicate closer 

potential partnerships with central government.

Fourthly, the new 10-year plan generates an integrated and layered 

policy system that presents both opportunities and constraints. This 

LTCCP combines strategic directions, policies, programmes and 
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projects, and approves funding for them over a 10-year period. This 

allows councils to plan effectively for the medium- and long-term and to 

cater for the needs of present and future generations.

If, however, the plan is changed and significantly less revenue is 

raised, significantly fewer things will be able to be done. Policies 

involving retrenchment also can reduce the ability of councils to cater 

for the needs of present generations and for those of our children and 

grandchildren.

Additional questions are posed that enable councils to critique the 

quality of their long-term plans and improve their practice further.

how well integrated is the quadruple bottom line so that •	

sustainable development is more likely to be achieved? What 

trade-offs have occurred? How coherent are the connections 

between social, economic, environmental and cultural 

well-beings? To what extent has account been taken of the 

fundamental character and priority of the natural and physical 

environment in this calculus?

what is the actual relationship between the higher and more •	

general levels of the policy system generated by the LTCCP and 

the more specific policies, programmes and projects? Given that 

visions and general policy prescriptions can be implemented 

in a number of different ways, are the options adopted the best 

and most cost effective ways of proceeding? Conversely, to what 

extent do the more specific levels and approaches in the policy 

system assist in the achievement of the higher-level vision and 

more general strategic goals?

what is the quality of the partnerships formed?•	

what is the balance of power within them? •	

who provides the resources to fund them?•	

how are they shared? How effective are they in dealing with •	

strategic issues?

how effective are public consultation and public participation in •	

influencing strategic directions? How can this be assessed?

what contribution do they make to encourage an informed •	

citizenry and a flourishing local democracy?

how effectively are the political processes, hopes and outcomes •	

communicated so that people and communities can understand 

and critically evaluate what is happening, in terms of who 

benefits, at whose expense, and what interests are served?

how strong is the assessment of risks, the willingness to deal with •	

unintended consequences and to respond to new social patterns 

that form that are unjust?

what are the ethics of retrenchment? What special considerations •	

are needed for the ethical assessment of a policy system 

and changes to it? How do they impinge on a more, or less, 

sustainable future and on the balance between the needs of 

present and future generations?

3	 Foundations for community development 

The understanding of community as organism and artefact is 

fundamental to community development. Reinhold Niebuhr argues that 

there are four factors in building and preserving community:

a)		  individuals are able to consider other than their own needs

b)		  they also have a strong inclination to put their own interests and 

needs first
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c)		  there are traditional, historical, organic and natural forces of 

communal cohesion such as common language, ethnic kinship, 

geographic factors, common experiences and common perils. 

They operate below the level of conscious decision but bind 

people together. They create large areas of habitual rather than 

voluntary association, and their cohesive force is implicit rather 

than explicit, covert rather than overt

d)		  communities are also human creations, with organised structures, 

influenced by laws and accorded legitimacy by other institutions. 

They combine the vitalities of nature with conscious and rational 

interventions.

Because communities are organisms, the creation of new communities 

and new institutions is more easily said than done. Social tissue, 

loyalties and relationships take time to develop. Habitual behaviour 

embedded in cultures and in practices and views of what is normal and 

expected is always difficult to change.

Communities and institutions are therefore never simply rational; 

neither are politics and effective policy-making.

Against this backdrop the assumptions and values of community 

development and community work have formed.

people matter and policies should be judged by their effect  •	

on people

people acting together develop their capabilities as human beings. •	

Power should be redistributed and shared in the search for greater 

social equality and social justice.

Ten foundations of community development are explored and elaborated:

1.		  Community development theory and practice need to be enriched 

by social, economic and political theory.

2.		  They need to be informed by sustainable development and the 

quadruple bottom line.

3.		  Community development is not confined to the social system but 

requires a strong economic base and resource engine.

4.		  Community development is multi-dimensional rather than  

one-dimensional.

5.		  Community development encompasses different spatial and  

non-spatial communities.

6.		  Community development theory and practice have an irreducible 

ethical dimension in terms of respect for persons, social justice 

and responsibility.

7.		  Community development theory and practice are based on an 

adequate understanding of the values, cultures, interests and 

relationships of different individuals, groups and communities. 

They also deal with the spiritual and creative dimensions of 

community life in the arts, performing arts, dance and music.

8.		  Community development theory and practice look backwards as 

well as forwards.

9.		  Community development is not simply a technical exercise but 

encourages political activity and has political implications.

10.		  Community development theory and practice have a positive 

approach to strengthening communities, networks, relationships 

and trust at different levels of cities, regions and the nation and a 

view of the state as an enabling state.



viii COMMUNITY DEVELOPMENT – A PATHWAY TO A SUSTAINABLE FUTURE

How can community development strategies be assessed and 

improved? One way, we suggest, is to take different traditions of 

thought, generate questions from them, and apply them as assessment 

criteria. The traditions of thought serve as lenses or perspectives, and 

because they come from sources outside of community development 

theory they can deepen and enrich it.

4	 Lenses, perspectives, questions

Eight traditions of thought are employed as lenses and perspectives. 

Questions are generated from each. They are also linked with Edward 

de Bono’s concept fan, which serves as a problem-solving tool.

The lenses or perspectives are:

Peter Berger’s mediating structures•	

Robert Putnam, Francis Fukuyama and Statistics New Zealand’s •	

approaches to social capital

Amitai Etzioni’s communitarian perspective•	

the European Community’s emphasis on social inclusion and •	

social exclusion

Catholic social thought and its 19th and 20th century elaboration •	

of principles of personalism, subsidiarity and pluralism

Richard Florida’s creative classes and creative cities•	

the analyses of John Ehrenberg and Michael Edwards of the idea •	

of civil society

Anthony Giddens’ Third way, its proposed renewal of social •	

democracy, and its critics.

What are the questions that these perspectives generate?

Mediating structures: 

how can the Manukau City Council contribute to the strengthening •	

of mediating structures or intermediate institutions that stand 

between the individual and the public sector?

what does this mean for working with and for families, •	

neighbourhoods, voluntary organisations, churches, mosques 

and temples, and subcultures? How can the council involve, in 

a responsible way, these mediating structures or intermediate 

associations as its agents to achieve broader policy objectives?

how can these social formations in the community provide moral •	

sustenance for the Manukau City Council so that it can work 

more through consultation, negotiation and consent, rather than 

through fiat and coercion?

Social capital:

what is the state or condition of social capital in Manukau City, •	

in the city as a whole, as well as in its parts, and in the quality of 

relationships between them?

is social capital increasing or diminishing?•	

how does this relate to its bonding, bridging and linking •	

expressions?

how do the answers to the last three questions line up with the •	

analysis and understanding of behaviours, attitudes and values, 

population groups and organisations?

what are practical ways of helping strengthen trusts, norms, •	

networks, and co-operation?

what kinds of intervention are needed to achieve this?•	

what limits apply?•	
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Social inclusion and social exclusion:

what are the approximate boundaries of the social mainstream  •	

in Manukau City?

what groups are excluded from it?•	

what are the mechanisms that can be used to include these •	

groups in an even broader mainstream?

how can voluntary exclusion from public health and  •	

public education by those at the top be discouraged and 

participation increased?

how can access to public spaces, the world of work and •	

education, and the realm of political influence be made fairer  

and more equal?

Personalism, pluralism and subsidiarity: 

what effects do policies, institutions and practices have on the •	

well-being of persons, their primary relationships and their 

participation in groups and communities?

what does it mean to show respect for persons in the •	

development and implementation of policies in the public sector?

how can the principle of subsidiarity be applied to encourage •	

appropriate devolution of power?

what are its implications for the choice of partners in the delivery •	

of social and other services?

how can the Manukau City Council be effective in encouraging the •	

flourishing of a wide variety of groups in the community?

Creative classes and creative cities:

how can the city foster a positive people climate by being open •	

to diversity, appealing to many groups, and providing with others 

lifestyle amenities that people want?

how can the 3Ts – technology, talent and tolerance – contribute to •	

the social and economic development of the city?

how can a university presence act as a magnet to attract the •	

creative class?

what measures are needed to build bridges of tolerance in •	

Manukau’s communities?

Civil society: 

what economic and social forces block access to associational life •	

and political participation in the public realm?

how can the Manukau City Council develop economic and social •	

policies, in conjunction with other public, private and community 

institutions, which will serve as a precondition for encouraging a 

flourishing civil society?

how can policies of devolution and partnerships involve both •	

degrees of autonomy and accountability at the same time?

what priority is given to reducing unemployment in particular •	

neighbourhoods and communities, and what effective public 

policy initiatives will be put in place to achieve this?

how can the complex relations, preconditions, interactions and •	

synergies between civil society as associational life, the good 

society, and the public realm be used to advance the well-being of 

Manukau City’s people and communities?
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who are potential and actual allies (and potential and actual •	

opponents) among those elements of government, business and 

voluntary associations who share a similar agenda?

how can they be encouraged to share in the articulation of •	

common goals for social justice and democracy and become 

involved in their practical implementation?

Third way:

how can democracy be deepened and widened in Manukau City?•	

to what extent are community development strategies rooted •	

in broader social and economic policies in the Manukau City 

Council’s policy system?

what is the content of the council’s economic, social, •	

environmental and cultural policies?

how effective are they?•	

what are the criteria for intervening in communities, and the exit •	

strategies when that intervention is no longer required?

what influence and resources can Manukau City, working with •	

other institutions, deploy to improve access to and the good 

performance of health, educational and housing institutions?

Manukau City is not just any city. Its relative uniqueness is defined by its 

bicultural, multicultural and religiously pluralistic character. Community 

development approaches will have to work with these dimensions of the 

city’s life.

5.	 Tomorrow’s Manukau: biculturalism, multiculturalism  
and religious pluralism

One of the challenges is how, in symbolic and practical ways, we can 

continue to build a multicultural city on a bicultural base with more 

respect for the dignity of difference, more tolerable harmonies, more 

social cohesion and an enriched sense of a more inclusive common good.

In taking up this challenge at least four fears must be confronted: fear 

of the unknown, fear of difference, fear of threats to hearth and home 

and fear of threats to jobs. How to deal with these in a multicultural city 

involves recognising its sociological base: the nature and quality of 

individual, group and community relations, values and behaviours. Also 

what people feel, their loves and hates, their loyalties and aspirations 

for their children, what some would call an affective base, are important. 

So, too, are its material and political dimensions.

Leonie Sandercock’s comprehensive perspective for moving towards 

genuine multicultural cities is set out and explored.

Three parables from Jonathan Sacks, a leading rabbi, are told: society 

as country house, as hotel and as a home we build together. These 

ideal types are explored and criticised in relation to assimilation and 

an integrated diversity, and are set in historical contexts in the United 

States and New Zealand.

Michael Walzer’s insights about spheres of justice are employed to 

develop a model for thinking about the appropriate relationships 

between the state, the market and civil society. This prepares the way 

for examining how the public sector can and should intervene to assist 

us to build a home together.

The study identifies 10 fronts critical to this task: 

1.		  Political commitment, the will to carry it out and the exercise of 

good leadership are necessary among elected representatives and 

the council’s staff and executive.
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2.		  The encouragement of a sense of pride among Mäori and Pakeha 

as a reflection of Manukau City’s bicultural base is an essential 

starting point.

3.		  The encouragement of a social covenant approach that fosters 

the importance of relationships, commitment, loyalty and 

responsibility, is a key to building a home together in the city.

4.		  The removal of barriers that undermine people’s ability to 

associate with one another and block human flourishing and the 

strengthening of communities is a political priority.

5.		  In its ordinary political and administrative practices the council 

should acknowledge two rights at the core of multiculturalism: the 

right to difference and the right to the city.

6.		  The recognition of events and rituals and symbolic actions are 

an essential part of place-making and bring together minority 

communities and more established residents.

7.		  Meeting face to face and working side by side are one key to 

achieving integration without assimilation.

8.		  A realistic approach to the importance of habit, inherited ethical 

habit and habitual as well as voluntary association in community 

life, is a critical factor in effective public policy.

9.		  Stories, especially positive stories, are essential for effective 

communication and for building support for community and 

policy initiatives aimed at integrated diversity.

10.		  Finding new ways of giving a voice to minority ethnic 

communities and cultures in the public arena is important for 

opening channels of communication, providing opportunities  

for them to influence policy, and ensuring a fairer sharing of  

public resources.

Having discussed the contest of political ideas; the Local Government 

Act 2002 and its implications; the foundations of community 

development; lenses, perspectives and questions, and finally the 

importance of biculturalism, multiculturalism and religious pluralism for 

building a home together in tomorrow’s Manukau, it is now practical to 

discuss what is to be done and how to do it.

6.	 What is to be done and how to do it?

The final part summarises community development approaches as:

a problem-solving tool for dealing with strategic issues that •	

require a people-centred approach and changes in our behaviour, 

rather than engineering and technical solutions alone

a means of building relationships in the medium and long term •	

to encourage increased respect for the dignity of difference and 

greater social cohesion

a way of encouraging the participation of individuals, groups  •	

and communities in the public arena to help create a flourishing 

local democracy

a focus for integrating conceptually a range of activities that have •	

community development dimensions but are classified differently 

in local government practice

a means of building stronger communities, more effective •	

networks and trust at different levels of the city and region

a method linking community services, community education and •	

community empowerment.

It then poses a number of questions and develops some  

preliminary answers.
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1.		  What are some of the key strategic issues in Manukau City that 

require a people-centred approach and changes in our behaviour, 

rather than engineering and technical solutions alone? Are there 

any broader or narrower social, economic, environmental, cultural 

or political considerations that need to be taken into account?

2.		  What strategic issue(s) should be accorded priority in the work of 

the council in the short, medium and long term? What timeframes 

for action should be chosen, remembering that early successes 

can contribute to later successes, and that momentum and tipping 

points are critical? To what extent do the issues chosen affect 

people and their relationships, appeal to their imaginations and 

mobilise their energy to participate actively?

3.		  What are the issues and problems that create barriers to a 

sense of participation and belonging in more specific localities, 

neighbourhoods, communities and wards? On what basis 

should the council accord priority to some parts of the city at the 

expense of others in applying stronger community development 

approaches?

4.		  In working with others, what kind of partners does the council 

need to form relationships with in the search for effective  

action to resolve the strategic and community issues and 

problems identified?

5.		  What networks, alliances, institutions, organisations and groups 

in public, private and community sectors can be encouraged 

to engage in this process, contribute – along with the council 

– time, resources or money, and take joint ownership of and 

responsibility for getting things done and the results?

6.		  How can synergies among diverse partners be created and built 

on, for the benefit and well-being of the peoples and communities 

of Manukau City?

7.		  What gaps can be identified in institutional capacity, and how 

those gaps can be filled and new and/or improved capacity 

created, is part of the process to deal effectively with strategic 

issues city-wide and in more localised communities?

8.		  What kinds of research should be done to help in the application 

of community development approaches to key strategic issues 

and the building of stronger communities?

9.		  What resources are available for detailed implementation?

10.		  How are policies, programmes and projects to be evaluated in 

terms of an agreed framework negotiated with partners with an 

emphasis on outcomes?

11. 		 What are the best ways of communicating with the city and its 

communities on this ‘learning-by-working-together’ approach?

12.		  How will these broad strategies contribute to the well-being of the 

city and its communities, produce benefits for the Manukau City 

Council as a public and political institution, and have positive spin-

offs for elected representatives?




